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BACKGROUND 
South	 Africa	must	 address	 a	 rising	 burden	 of	 diet-related	 chronic	 disease	 while	 also	
continuing	 to	 combat	 persistent	 food	 insecurity	 and	 undernutrition	 (Muzigaba	 et	 al.	
2016).	The	prevalence	of	stunting	among	children	in	South	Africa	remains	around	25%	
(Said-Mohamed	 et	 al.	 2015).	 At	 the	 same	 time,	 the	 prevalence	 of	 obesity	 has	 risen	 to	
39%	among	women	and	11%	among	men,	and	diabetes	in	the	adult	population	to	10%	
(Shisana	 et	 al.	 2014).	 Addressing	 this	 double	 burden	 of	 malnutrition	 will	 require	 a	
comprehensive	 policy	 approach	 that	 supports	 demand	 for	 healthy	 food	 (including	
financial	access)	and	 its	supply.	 In	this	paper,	we	focus	on	supply	side	 interventions	–	
and	particularly,	the	need	for	policy	across	sectors	to	support	availability	of	affordable,	
healthy	 food	 (Republic	 of	 South	 Africa	 Department	 of	 Health	 2013;	 Government	 of	
South	Africa	2014).		
However,	 growing	 trade	 and	 Foreign	 Direct	 Investment	 (FDI),	 supported	 by	 binding	
international	 commitments,	 present	 governments	 with	 a	 challenge	 as	 they	 seek	 to	
intervene	in	the	food	supply	to	improve	diets	and	health.	Government	action	to	regulate	
the	 food	 supply	 to	 reduce	 consumption	 of	 unhealthy	 foods	 and	 increase	 access	 to	
healthy	 foods	 becomes	 subject	 1)	 to	 the	 influence	 of	 powerful	 investors	 and	 other	




ways.	 First,	 economic	 policies	 focused	 on	 liberalisation	 –	 particularly	 of	 trade	 and	
investment	–	can	have	a	negative	 impact	on	nutrition	and	 food	security.	For	example,	
increased	 competition	 and	 economies	 of	 scale	 associated	 with	 trade	 and	 investment	
liberalisation,	 particularly	 for	 corporate	 and	 multinational	 food	 processers,	
manufacturers	 and	 retailers	 have	 helped	 to	 decrease	 the	 price	 and	 increase	 the	
availability	 of	 highly	 processed	 foods,	 contributing	 to	 diet-related	 non-communicable	
diseases	(NCDs)	(Baker,	Kay	et	al.	2014;	Thow	and	McGrady	2014;	Schram,	Labonte	et	
al.	2015;	Thow,	Sanders	et	al.	2015a;	Thow,	Snowdon	et	al.	2015b;	Timmer	2016).		
In	 addition,	 poorer	 households	 can	 experience	 increased	 food	 insecurity	 through	
volatility	of	global	food	prices	and	negative	impacts	on	employment	as	a	result	of	trade	
liberalisation	(Brooks	and	Matthews	2015).	For	example,	during	the	global	food	crisis	of	





food	 security	 objectives	 related	 to	 increasing	 access	 to	 affordable	 healthy	 food.	 As	 a	
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result	 nutrition	 and	 food	 security	 policy	 objectives	 can	 be	 undermined	 by	 economic	
policy	action	(Walls	et	al.	2015;	Ruckert	et	al.	2016).	
Finally,	nutrition-related	policies	that	aim	to	reduce	the	availability	and	affordability	of	
unhealthy,	 highly	 processed	 (and	 often	 highly	 profitable)	 foods	 can	 be	 at	 odds	 with	
economic	 policies	 that	 aim	 to	 attract	 or	 incentivise	 trade	 and	 investment	 in	 food	
processing,	 service	 and	 retail.	 This	 can	 create	 tensions	 for	 governments,	 due	 to	 the	
political	 power	 of	 investors	with	 significant	 investments	 at	multiple	 points	 in	 supply	
chains	(Thow	and	McGrady	2014),	because	they	may	adversely	affect	the	profitability	of	
investments	 in	 food	 processing	 or	 agriculture.	 Examples	 are	 initiatives	 such	 as	 a	
product	 tax,	 or	 labelling	 measures	 to	 reduce	 highly	 processed	 food	 consumption.	 A	
result	 of	 this	 that	 may	 cause	 concern	 is	 the	 potential	 for	 measures	 to	 be	 challenged	




et	 al.	 2015;	 Ruckert,	 Schram	 et	 al.	 2016).	 Policy	 coherence	 refers	 to	 ‘the	 systematic	
promotion	 of	mutually	 reinforcing	 policies	 across	 government	 departments	 to	 create	
synergies	 towards	 achieving	 agreed	 objectives	 and	 to	 avoid	 or	 minimize	 negative	
spillovers	in	other	policy	areas’(OECD	2016).	In	this	paper,	we	analyse	the	governance	
of	 the	 food	 system	 in	 South	 Africa	 across	 sectors,	 with	 a	 focus	 on	 food	 security	 and	
nutrition,	and	identify	different	policy	coalitions	seeking	to	shape	policy	in	this	space.	
	
Trade, investment and nutrition policy in South Africa 
The	food	supply	in	South	Africa	is	subject	to	significant	international	trade	in	goods	and	
services,	 and	FDI.	 It	 is	also	affected	by	 international,	 regional	and	domestic	 trade	and	
investment	 policies	 and	 agreements.	 However,	 trade	 and	 investment	 policy	 in	 South	
Africa	has	undergone	major	changes	in	the	past	decade.	
A	review	of	investment	policy	in	South	Africa	was	undertaken	between	2007	and	2010,	
in	part	 in	 response	 to	an	 international	 investment	dispute	 regarding	 the	Broad-Based	
Black	 Economic	 Empowerment	 Act	 in	 2007	 under	 the	 Belgium/Luxembourg–South	
Africa	 Bilateral	 Investment	 Treaty	 (BIT)	 (Mossallam	 2015).	 This	 review	 led	 to	 the	
termination	of	several	‘first	generation’	BITs,	and	the	2015	Protection	of	Investment	Act	
(Mashigo	 2014;	 Adeleke	 2015).	 A	 new	model	 BIT	 will	 be	 developed	 as	 the	 basis	 for	
(re)negotiation,	 in	 line	with	 the	 1996	 Constitution,	which	 protects	 various	 individual	
and	collective	rights,	including	those	of	domestic	and	international	investors.	
The	aim	of	 the	 termination	of	BITs	and	development	of	 the	new	 investment	policy	 in	
South	 Africa	 is	 to	 maintain	 a	 level	 of	 investor	 protection,	 while	 bringing	 current	
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Africa	2010;	Mossallam	2015).	The	review	of	 investment	treaties	highlighted	a	 lack	of	
awareness	 among	 investment	 agreement	 negotiators	 –	 particularly	 in	 the	 post-
apartheid	 1990s	 –	 of	 the	 implications	 of	 the	 then	 ‘standard’	 BITs	 that	 they	 were	
entering	into.	The	primary	concern	related	to	the	general	sense	that	the	BITs	‘place[d]	
all	 the	 obligations	 on	 the	 host	 state	 and	 [gave]	 all	 the	 rights	 to	 the	 investors,’	 and	
particularly	to	the	inclusion	of	investor-state	dispute	settlement	mechanisms,	with	little	
grounds	 for	 exception	 of	 measures	 designed	 to	 achieve	 broader	 sustainable	
development	or	social	policy	objectives	(Mossallam	2015).	
The	 government	 of	 South	 Africa	 has	 also	 played	 an	 active	 role	 in	 regional	 efforts	 to	
support	 and	 enhance	 investment.	 The	 Southern	 African	 Development	 Community’s	
(SADC)	 ‘Model	 BIT’	 represents	 an	 approach	 to	 investment	 policy	 that	 prioritises	
development	 and	 other	 social	 policy	 objectives,	 as	 well	 as	 economic	 policy	 goals.	
Specific	issues	relevant	to	protecting	domestic	policy	space	include	recommendations	in	
the	 Model	 BIT	 to	 use	 the	 preamble	 to	 establish	 a	 context	 for	 consideration	 of	
development	 and	 other	 social	 goals,	 as	 well	 as	 economic	 goals;	 clarify	 expectations	
regarding	 ‘fair	 administrative	 treatment’	 rather	 than	 ‘fair	 and	 equitable	 treatment‘,	
which	has	been	 interpreted	very	broadly	 in	 favour	of	 investors;	 clarify	 that	measures	




regarding	public	health	 and	other	policy	objectives	 (similar	 to	 the	 approach	 taken	by	
the	 Agreements	 of	 the	 World	 Trade	 Organization’s	 GATT	 Article	 XX	 on	 General	
Exceptions);	 and	 to	 enable	 recourse	 to	 state-state	 dispute	 settlement,	 rather	 than	
investor-state	dispute	settlement	(Woolfrey	2014).		
This	 changing	 investment	 policy	 space	 in	 South	 Africa	 and	 the	 SADC	 reflects	 wider	
concerns	 regarding	 the	 implications	 of	 investment	 agreements,	 including	 BITs.	 The	
United	 Nations	 Conference	 on	 Trade	 and	 Development	 (UNCTAD)	 has	 recently	
concluded	 that,	 ‘Today,	 the	 question	 is	 not	 whether	 or	 not	 to	 reform	 [international	
investment	agreements],	but	about	the	what,	how	and	the	extent	of	such	reform’	(italics	
added,	UNCTAD	2016).	Indirect	expropriation	has	been	a	particular	issue	with	respect	
to	 establishing	 the	 legitimacy	 (and	 ‘non-expropriative’	 nature)	 of	 public	 health	
measures:	
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agreements	 together	 present	 a	 potential	 policy	window	 for	 inclusion	 of	 public	 health	
nutrition	 considerations	 into	 trade	 and	 investment	 policy,	 such	 that	 policy	 space	 for	
current	and	future	nutrition	policy	interventions	is	protected.	
This	paper	analyses	the	policy	agendas	that	shape	the	food	environment	in	South	Africa,	
and	 aims	 to	 identify	 potential	 to	 improve	 policy	 coherence	 for	 nutrition,	 across	
economic	 sectors	 in	 South	 Africa.	 From	 a	 food	 supply	 perspective,	 food	 security	 and	





To	 identify	 opportunities	 to	 improve	 policy	 coherence	 between	 sectors	 with	
responsibilities	related	to	food	security	and	nutrition	in	South	Africa.	
Research questions 
• What	are	 the	main	current	 food	supply	policy	objectives	and	actions	related	 to	
food	security	and	nutrition	in	South	Africa?	
• What	 are	 the	 political	 dynamics	 and	 actors’	 beliefs	 that	 underlie	 food	 supply	
policy	related	to	food	security	and	nutrition?	
• How	 could	 policy	 coherence	 be	 improved,	 in	 relation	 to	 food	 security	 and	
nutrition?	
Definition of terms 
We	 considered	 food	 security	 and	 nutrition	 policy	 as	 related	 to	 the	 supply	 of	 healthy,	
affordable	 and	 accessible	 food,	 drawing	 on	 the	 United	 Nations	 Food	 and	 Agriculture	
Organization’s	 definition	 of	 Food	 Security:	 ‘Food	 security	 [is]	 a	 situation	 that	 exists	
when	all	people,	at	all	times,	have	physical,	social	and	economic	access	to	sufficient,	safe	
and	nutritious	 food	 that	meets	 their	dietary	needs	and	 food	preferences	 for	 an	active	
and	healthy	life’.(Food	and	Agriculture	Organization	of	the	United	Nations	2001)	
Policy content review 
Our	analysis	focused	on	sectors	with	policy	responsibilities	related	to	food	security	and	
nutrition.	These	include	agriculture	(food	production	and	marketing),	investment	(food	
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health-related	 legislation).	 We	 searched	 government	 websites	 for	 relevant	 policies,	
using	each	of	 these	sectors	as	 search	 terms,	 together	with	 the	word	 ‘policy’,	 and	 then	
identified	 further	 policies	 through	 cross-references	 in	 policy	 documents.	 We	 first	






Johannesburg.	 Participants	 included	 12	 national-level	 government	 food	 policy	 actors	
(six	from	Agriculture,	three	from	Economic	Policy	and	three	from	Health)	and	10	food	




Interview	schedules	were	based	on	policy	 analysis	 frameworks	 (Bennett	 and	Howlett	
1992;	 Shiffman	 and	 Smith	 2007;	 Reich	 and	 Balarajan	 2012)	 and	 the	 OECD	 policy	
coherence	 framework	 (OECD	 2016),	 and	 interviewees	 were	 asked	 about:	 influential	
actors,	 policy	 processes,	 policy	 priorities,	 policy	 context,	 framing	 of	 nutrition,	 and	
opportunities	 to	 improve	 coherence.	 Interviews	were	 conducted	by	 three	 researchers	




Coalition	 Framework	 (Jenkins-Smith	 et	 al.	 2014),	 as	 an	 established	 framework	 for	
understanding	policy	dynamics	and	opportunities	for	policy	change:	
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FINDINGS 
This	 analysis	 of	 the	 food	 supply	 policy	 subsystem	 identified	 a	 number	 of	 policy	 tensions	
between	economic	perspectives	on	food	policy	goals,	social	welfare-based	perspectives	on	food	
security,	 and	 health-focused	 perspectives	 on	 nutrition.	 Food	 security	 and	 nutrition	 policy	
occupy	a	political	and	contested	policy	space.	However,	recent	changes	in	the	economic	policy	
space	may	offer	opportunities	for	improved	policy	coherence.	
We	 present	 findings	 below	 from	 the	 policy	 review	 and	 interview	 data	 for	 the	 three	 policy	
subsystems	 identified,	 based	 on	 Sabatier’s	 Advocacy	 Coalition	 Framework.	 This	 framework	
identifies	 the	 role	 of	 actor	 coalitions	 (bound	 together	 by	 beliefs)	 as	 core	 in	 shaping	 policy	
outcomes	 within	 a	 policy	 subsystem	 –	 in	 this	 case,	 the	 food	 and	 nutrition	 security	 policy	
subsystem.	
Review of policy content 
We	 identified	 40	 policy	 documents	 and	 related	 government	 initiatives	 relevant	 to	 food	 and	
nutrition,	 including	those	relevant	to	the	food	supply	more	broadly	(See	Annexures:	Tables	1–
4).	
Nutrition and food security policies 
The	government	of	South	Africa	has	identified	specific	policy	objectives	to	improve	nutritional	
health	 (Annexures:	 Table	 1).	 These	 include	 prevention	 of	 NCDs	 and	 promotion	 of	 health	 and	
wellness	 through	 the	 ‘Strategic	 Plan	 for	 the	 Prevention	 and	 Control	 of	 Non-Communicable	
Diseases	2013–17’	(	NCD	Strategic	Plan),	and,	in	line	with	the	government’s	commitment	to	the	
right	 to	 food,	 ensuring	 ‘availability,	 accessibility	 and	 affordability	 of	 safe	 and	 nutritious	 food’	
(National	 Policy	 on	 Food	 and	Nutrition	 Security,	 2014).	 Both	 the	NCD	 Strategic	 Plan	 and	 the	
National	Policy	on	Food	and	Nutrition	Security	reflect	global	 recommendations	 for	using	 food	
supply	policy	 to	 improve	nutrition,	and	make	explicit	 interventions	targeting	 increased	access	
to	 affordable,	 healthy	 food.	 The	 NCD	 Strategic	 Plan	 mandates	 engagement	 with	 relevant	
government	 departments,	 including	 agriculture,	 trade	 and	 industry,	 and	 treasury	 to	 achieve	
this.	The	National	Policy	on	Food	and	Nutrition	Security	identifies	the	need	to	increase	access	to	
production	 inputs,	 leverage	 government	 procurement,	 use	 market	 interventions	 and	 trade	
measures	for	food	security,	and	address	land	tenure.		
Food security and agricultural policies 
Food	 security	 has	 been	 identified	 repeatedly	 as	 a	 national	 priority,	 including	 in	 the	 National	
Development	 Plan	 (NDP),	which	mandated	 the	 preparation	 of	 the	Department	 of	 Agriculture,	
Fisheries	 and	 Forestry’s	 (DAFF)	 Integrated	 Growth	 and	 Development	 Plan	 (the	 national	
agricultural	 policy).	 The	 government	 of	 South	 Africa’s	 agricultural	 policies	 are	 the	 Integrated	
Growth	and	Development	Plan	(2012)	 issued	by	DAFF	and	the	Agricultural	Policy	Action	Plan	
(2015–19)	(Annexures:	Table	2).	These	national	agricultural	policies	include	strong	support	for	
food	 security	 (Annexures:	 Table	 3).	 However,	 the	 objectives	 that	 are	 emphasised	 are	 those	
relating	 to	 economic	 growth,	 employment	 creation	 and	 rural	 development,	 and	 the	dominant	
frame	 through	 which	 attainment	 of	 food	 security	 is	 articulated	 is	 economic	 and	 aggregate	
production	 oriented	 (rather	 than	 distribution	 oriented).	 In	 contrast,	 the	 text	 of	 the	 Food	 and	
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in	all	the	food	security	related	policies	on	the	issue	of	quantity	of	food,	and	little	consideration	of	
nutritional	quality.	
Economic policies relevant to the food supply 
However,	 health	 and	 nutrition	 are	 not	 high	 on	 the	 broader	 government	 policy	 agenda	 as	 it	
relates	 to	 the	 food	 supply.	 The	NDP	 does	 include	 nutrition	 as	 a	 priority,	 but	 identifies	 direct	
(health	sector)	interventions	for	maternal	and	child	undernutrition	as	the	priority,	and	does	not	
mention	 food	supply	 intervention	(National	Planning	Commission	2012).	National	agricultural	
policies	 in	 South	Africa	 include	 strong	 support	 for	 food	 security,	 but	 no	mention	 of	 nutrition	
(Annexures:	Table	2).			





health	perspective	–	 is	 a	priority	 in	 the	NDP	and	2010	Trade	Policy	 and	Strategy	Framework	




public	 health	 (implicitly	 including	 nutrition)	 is	 the	 Trade,	 Development	 and	 Cooperation	
Agreement	(TDCA)	between	South	Africa	and	the	European	Union	(EU),	which	came	into	force	
in	 2004.	 In	 addition,	 there	 is	 no	mention	 of	 nutrition	 in	 relation	 to	NCD	 prevention	 in	 trade,	
investment,	 industry	 or	 agriculture	 policy	 documents,	 or	 of	 the	 food	 supply	 policy	 actions	
identified	 in	 the	NCD	 Strategic	 Plan.	 There	 are	 also	 no	 provisions	 that	 explicitly	 protect	 food	
security	where	economic	interests	might	be	in	conflict	–	for	example,	to	ensure	that	expanding	
protection	of	intellectual	property	rights	does	not	interfere	with	smallholder	access	to	seeds.	
However,	 trade	 policy	 directions	 and	 priorities	 in	 South	 Africa	 have	 evolved	 over	 the	 past	
decade	to	have	more	of	a	focus	on	equitable	development	(Box	1).	A	review	of	investment	policy	
in	South	Africa	was	undertaken	between	2007	and	2010,	partly	in	response	to	an	international	
investment	 dispute	 in	 2007	 regarding	 the	 Broad-Based	 Black	 Economic	 Empowerment	 Act,	
under	 the	 Belgium/Luxembourg–South	 Africa	 BIT	 (Mossallam	 2015).	 This	 review	 led	 to	 the	
termination	 of	 several	 ‘first	 generation’	 BITs,	 and	 the	 2015	 Protection	 of	 Investment	 Act	
(Mashigo	 2014;	 Adeleke	 2015),	 designed	 to	 maintain	 a	 level	 of	 investor	 protection,	 while	
bringing	 current	 agreements	 into	 line	 with	 the	 priority	 given	 to	 non-economic	 (particularly	
social,	 sustainable	development	and	equality	 focused)	policy	objectives	 (Government	of	South	
Africa	2010;	Mossallam	2015).		
The	2010	TPSF	explicitly	identifies	the	need	for	trade	policy	commitments	to	support	broader	
national	 development	 objectives	 (Annexures:	 Table	 3).	 In	 addition,	 the	 new	 Promotion	 of	
Investment	 Act	 (2015)	 limits	 the	 scope	 for	 the	 food	 industry	 to	 contest	 food	 security	 and	
nutrition	 policy	measures	 that	might	 impact	 on	 the	 value	 of	 investments.	 The	 termination	 of	
existing	investment	agreements	that	have	very	ambiguous	definitions	of	key	terms,	such	as	Fair	
and	 Equitable	 Treatment,	 and	 no	 broad	 development	 objectives	 in	 their	 preambles,	 opens	 a	
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potential	opportunity	for	policy	space	to	protect	and	promote	food	security	and	nutrition	(Box	
1).	
Box 1: Summary of provisions in trade and investment agreements and related economic 
policies with implications for food security and nutrition 
Provisions	 with	 implications	 for	 food	
security	and	nutrition	raised	in	literature		
Specific	 areas	 of	 concern	 in	 the	 South	
African	economic	policy	landscape	(Detail	in	
Appendix	Tables	1-4)	
Use	 of	 preamble	 and/or	 objectives	 to	 define	
scope	and	policy	priorities	in	such	a	way	that	
encompasses	 health	 (or	 social	 development)	
as	 policy	 priority	 for	 government	 more	
broadly.	
• No	 mention	 of	 health	 or	 nutrition	 in	
objectives	of	agreements.	
• Acknowledgement	 of	 broader	
development	 objectives	 in	 trade	 and	
investment	policy	reviews.	
Reductions	 in	 barriers	 to	 trade	 in	 goods	 and	
services,	 leading	 to	 increased	 availability	 of	
foods	and	food	services.	
• Trade	 agreements	 reduce	 barriers	 to	
trade	in	goods	and	services.	
	
Incentives	 to	 promote	 investment,	 with	
implications	 for	 food	 industry	 investment.	
These	 may	 generate	 tensions	 regarding	
concerns	 about	 processed	 food	 affordability	
and	availability	(see	also	Annexures:	Table	2.	
• Investment	 incentives	 for	 food	
processing	may	be	contrary	to	health.		
• TPSF	 promotes	 agri-food	 processing	
(growth	 area	 from	 economic	
perspective).	
• Investment	 incentives	 for	 aquaculture	
and	 infrastructure	 may	 support	 access	
to	fish	and	primary	produce.	
Protection	 of	 intellectual	 property	 rights,	
with	 implications	 for	 biodiversity	 and	 food	
security.	
• Concerns	 over	 smallholder	 access	 to	
seeds.	
Provisions	 for	 harmonisation	 and	 regulatory	
coherence	 (included	 in	 Technical	 Barriers	 to	
Trade	 provisions	 and	 more	 generally)	 –	 can	
constrain	 policy	 space	 and	 innovation	 in	
nutrition	action	
• Harmonisation	–	not	in	SA	agreements	
to	 date,	 but	 included	 within	 broad	
scope	 of	 Trade,	 Investment	 and	
Development	 Cooperation	 Agreement	
(TIDCA)	 between	 South	 African	
Customs	Union	(SACU)	and	USA		
• Macro-economic	 stability	 priority	
(NIPF)	 may	 imply	 a	 reduced	
opportunity	 for	 innovation	 in	 using	
economic	policy	tools	to	improve	food	
supply	for	health.	
Fair	 and	 Equitable	 Treatment	 (FET)	
provisions	 underpinning	 investor	 protection,	
with	 implications	 for	 scope	 for	 industry	 to	
contest	government	(public	health)	measures,	
because	it	sets	expectations	for	investors.	
• Broad	 FET	 definition	 apparent	 in	
many	active	BITs	(e.g.	lack	of	clarity	on	
what	 constitutes	 an	 ‘unreasonable’	
measure).	
• 2015	 Investor	 Protection	 Act	 contains	
very	 specific	 and	 narrow	 FET	
provisions.	
Investor-State	 Dispute	 Settlement	
Mechanisms	 (ISDS),	 with	 implications	 for	
foreign	 investors’	 opportunities	 to	 seek	
compensation	 regarding	 impact	 of	 measures	
• ISDS	 still	 in	 some	 active	 BITs	 but	 new	
Investor	 Protection	 Act	 moves	 away	
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on	industry	(constrain	innovation).		
Exceptions	to	protect	public	health	measures;	
also	 related	 is	 explicit	 priority	 given	 to	
nutrition.	
• Few	 specific	 exceptions	 for	 public	
health	 (including	 nutrition)	 –	 only	 one	
is	in	TDCA	between	SA	and	EU.	
• No	 mention	 of	 nutrition	 in	 relation	 to	
NCD	 prevention	 in	 trade,	 investment,	
industry,	 or	 agricultural	 policy	







Actors and coalitions 
We	 identified	 three	key	coalitions	 relating	 to	 food	and	nutrition	policy.	The	dominant	
subsystem	we	termed	the	‘Economic	Growth	coalition’,	due	to	its	framing	of	the	role	of	




Economic Growth coalition 
The	 ‘Economic	 Growth	 coalition’	 focused	 on	 the	 role	 of	 economic	 growth	 and	
employment	 in	delivering	 improved	 food	 security	 and	nutrition	outcomes.	Key	 actors	




and	employment	 that	permeated	policy	documents	 relating	 to	 the	 food	 supply.	These	
included	trade,	investment,	commerce	and	agriculture	policies	(Annexures:	Tables	1–4).		
South	 Africa’s	 trade	 and	 investment	 policy	 commitments	 have	 clear	 objectives	 to	
increase	 economic	 productivity	 and	 employment,	 through	 reducing	 barriers	 to	 trade	
and	investment	with	respect	to	goods	and	services,	and	protecting	intellectual	property	
rights	 and	 investors.	 Other,	 specifically	 food-related	 measures	 to	 achieve	 these	
objectives	were	 to	promote	 agri-food	processing	 as	 a	 growth	 area,	 from	an	 economic	
perspective	 in	 the	 TPSF.	 South	 Africa	 is	 a	 regional	 hub	 for	 agri-food	 processing,	 and	
offers	 a	 number	 of	 incentives	 relevant	 to	 the	 food	 supply	 sector,	 including:	 general	
incentives	 for	 FDI,	 including	 manufacturing	 and	 training,	 export	 promotion,	 	 Special	
Economic	Zones	 (SEZs);	 and	 specific	 incentives	 for	 aquaculture	 (development	 grants)	
and	 agro-processing	 (finance	options)	 (Republic	 of	 South	Africa	Department	 of	Trade	
 
	
Working paper 50 10	
and	 Industry	 2014)	 (Annexures:	 Table	 2	 provides	 an	 overview	 of	 all	 relevant	
incentives).	Priority	is	also	given	to	macro-economic	stability	in	the	NIPF.		








Agro-processing	 is	 a	 Presidential	 priority…	 part	 of	 Presidency’s	 9	 Point	 Plan…	
Reason	 is	 job	 creation,	 economic	 growth	 [and]	 rural	 development.	 (Interview	 8,	
Economic	policy)	
In	 line	with	 this	 policy	 content	 focus	 on	 the	 Economic	 Growth	 frame,	 the	 interviews	




The	National	 Agro-processing	 Forum	 is	 convened	 by	 the	DTI,	 and	 includes	DAFF,	 the	
Department	 of	 Rural	 Development	 and	 Land	 Reform	 and	 provincial	 government	




consult	 on	 agricultural	 trade	 negotiations.	 There	 are	 value	 chain	 roundtables	 on	 key	
commodities,	 which	 are	 hosted	 by	 the	 DTI,	 and	 bring	 together	 agriculture,	 export	
councils,	industry	associations,	and	the	Department	of	Water	Affairs.	
Within	 government,	 cross	 sectoral	 clusters	 are	 convened	 at	 a	 high	 level	 (Director	
General/	 ministerial)	 to	 deal	 with	 policy	 coordination	 and	 cross-cutting	 issues	 in	
government.	These	include	economic,	social,	trade	and	foreign	policy	clusters.	There	is	
also	the	National	Economic	Development	and	Labour	Council	(NEDLAC)	forum,	where	
policies	 have	 to	 be	 cleared	 before	 finalising	 –	 this	 includes	 business,	 labour	 and	
government.	Notably,	there	was	no	obvious	responsibility	in	these	cross-cutting	forums	
for	food	security	and	nutrition	to	be	discussed.	
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[We]	 have	walked	 a	 long	 journey	 building	 relationships	with	 government,	 so	we	
can	engage	robustly.	(Interview	4,	Food	industry)	





to	be	addressed	by	 food	security	and	nutrition	policy.	Nutrition	 in	 the	context	of	NCD	
prevention	was	perceived	as	something	that	would	resolve	itself	with	economic	growth:	
People	[are]	still	poor,	and	are	not	getting	enough	food	–	South	Africa	still	has	14	
million	 vulnerable	 households	 [who	 eat	 less	 than	 one	meal	 a	 day]	 …	 But	 lots	 of	
people	 have	 rising	 incomes	 and	 are	 more	 sophisticated	 consumers…	 [these	 are]	
driving	 demand	 [and	 changing	 their]	 diets…	 Then	 highest	 income	 consumers	
change	again	to	more	health-promoting	diets.	(Interview	7,	Agricultural	trade)	
Issues	 of	 food	 security	 and	 hunger/undernutrition	were	 seen	 as	 quite	 separate	 from	
nutrition:	




The	 Economic	 Growth	 coalition	 framed	 the	 causes	 of	 nutrition	 and	 food	 security	

















…	 sometimes	 home	 production	 is	 left	 out	 of	 consideration	 and	 calculation	 of	







	[The	 main]	 issue	 is	 palatability,	 for	 example,	 consumers’	 preference	 for	 white	
bread	even	though	it	 is	14%	more	expensive…	healthy	food	is	often	unpalatable…	
sensory	aspects	are	very	important…	(Interview	6,	Food	science)	
Increased	 imports	 are	 due	 not	 only	 to	 declining	 supply	 but	 also	 to	 increasing	
demand…	 the	 rising	 middle	 class	 are	 shifting	 their	 consumption…	 away	 from	
traditional	 staples	 to	 wheat	 (bread,	 pasta)	 and	 rice.	 (Interview	 8,	 Economic	
policy)	





In	 line	 with	 this,	 solutions	 were	 framed	 as	 addressing	 personal	 factors	 through	
improving	 education.	 This	was	 seen	 as	 an	 avenue	 to	 improve	 consumption	 decisions	
and	 also	 as	 a	 mechanism	 to	 improve	 the	 food	 supply,	 since	 industry	 responds	 to	
consumer	demands:	
Unhealthy	 food	 is	 what	 people	 want…	 [the]	 problem	 is	 that	 consumers	 are	 not	
educated.	(Interview	2,	Food	Industry)	
Issues	 of	 sustainability	 were	 not	 a	 major	 frame,	 but	 were	 raised	 as	 a	 barrier	 to	
delivering	 an	 affordable,	 healthy	 food	 supply.	 The	 key	 issues	 raised	were	 food	waste,	
water	and	environmental	issues,	like	drought:	
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Food	 prices	 have	 increased	 with	 the	 drought…	 [and]	 water	 is	 a	 big	 challenge	
(Interview	7,	Agricultural	trade)	
	




was	 little	 perceived	 tension	between	 the	 goals	 of	 economic	policy	 and	nutrition/food	
security	policy.	
Unemployment	 and	 BoP	 [balance	 of	 payments]	 are	 the	 main	 barriers	 to	
development	 [and	 food	 security]…	 Jobs	 are	 necessary	 for	 affordable	 foods.	
(Interview	7,	Agricultural	trade)	





In	 this	 coalition,	 there	 was	 an	 evident	 belief	 that	 industry	 was	 a	 (if	 not	 the)	 key	
stakeholder	 in	 achieving	 food	 policy	 goals.	 Food	 industry	 actors	 were	 portrayed	 as	
highly	 knowledgeable	 stakeholders,	 and	 the	 avenue	 through	 which	 policy	 objectives	
would	 be	 achieved.	 A	 strong,	 formalised,	 industry	 was	 seen	 as	 critical	 to	 achieving	
development	 goals.	 Government	 actors	 articulated	 this	 as	 the	 need	 to	 support	
competitive	local	industry.		
[Our]	 focus	 is	 on	 economic	 development	 –	 and	 particularly	 the	 formal	 sector.	
(Interview	12,	Economic	policy)	




In	general	 it	would	be	nice	 if	government	and	 industry	did	not	 see	each	other	as	
opposing	groups	[with	respect	to	nutrition]…	[we	are]	trying	to	get	understanding	
with	government	that	we	should	work	together	(Interview	4,	Food	industry)	
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If	 industry	 doesn’t	 have	 a	 healthy	 market	 then	 they	 are	 not	 going	 to	 be	
economically	viable,	so	they	have	vested	interest	in	maintaining	a	healthy	market…	
It	 is	 possible	 to	 reconcile	 health/nutrition	 and	 profit	motives…	 at	 the	 end	 of	 the	
day,	 the	 food	 supply	 is	 mostly	 consumer	 driven	 and	 a	 high	 level	 of	 competition	
means	it	is	too	risky	to	be	unethical	in	marketing…	(Interview	2,	Food	industry)	
However,	nutrition	was	not	seen	as	a	driver	of	food	industry	decision-making.	
[The]	key	concern	 is	 return	on	 investment:	 investors	also	 look	at	 corporate	ethos	






million	 jobs…	 [and	 the]	 best	 way	 to	 address	 this	 is	 export-led	 development…	
Capitalise	 on	 global	 growth	 and	 fast	 growing	 markets…	 Once	 people	 have	 jobs,	
they	have	money	to	buy	 food,	 so	 this	 is	also	a	more	sustainable	approach	to	 food	
security	 [with	 less	dependence	on	government	grants].	(Interview	5,	Agricultural	
trade)	
Resources:	 Industry	 as	 a	 resource	 to	 achieve	 food	 security	 and	 nutrition	 policy	
goals	
Industry	and	industry	associations	positioned	themselves	as	a	key	resource	to	achieve	
food	 security	 and	 nutrition	 policy	 goals,	 in	 particular	 as	 the	main	 holder	 of	 technical	
expertise,	as	evidenced	by	their	assistance	to	government	in	setting	food	standards;	as	a	
source	 of	 innovation	 in	 food	 and	 nutrition;	 and	 as	 experts	 in	 logistics,	 essential	 for	
meeting	food	needs	(e.g.	fish,	staples).		
Industry	 actors	 portrayed	 themselves	 as	 direct	 contributors	 to	 food	 security	 and	
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The	 Industry	 Association	 developed	 the	 [processed	 food]	 standard…	 [which	was]	
adopted	locally.	(Interview	4,	Food	industry)	






Food Security and Agricultural Production coalition 
The	2014	Policy	on	Food	and	Nutrition	Security	was	the	product	of	what	we	termed	the	
(minority)	 ‘Food	 Security	 and	 Agricultural	 Production	 coalition’	 (hereafter,	 the	 ‘Food	




Food	 security	 has	 been	 identified	 repeatedly	 as	 a	 national	 priority,	 including	 in	 the	
National	 Development	 Plan,	 which	 mandated	 the	 preparation	 of	 the	 Department	 of	
Agriculture,	 Fisheries	 and	 Forestry’s	 Integrated	 Growth	 and	 Development	 Plan	 (the	
national	agricultural	policy)	(Annexures:	Tables	3	and	4).	However,	as	noted	above,	the	
dominant	frame	through	which	this	is	articulated	is	economic.		
In	 contrast,	 the	 Food	 Security	 coalition	 articulated	 a	 strong	 production-oriented	 and	
rights-based	approach	to	food	security.	This	is	reflected	in	the	text	of	the	Policy	on	Food	
and	Nutrition	Security,	which	was	framed	in	the	context	of	the	right	to	food	and	access	
to	safe	and	nutritious	 food	 for	households.	The	policy	 includes	provisions	 to:	 increase	
food	 production	 and	 distribution,	 including	 increased	 access	 to	 production	 inputs	 for	
the	 emerging	 agricultural	 sector;	 leverage	 government	 food	 procurement	 to	 support	





Security	 included	 limited	 consultation.	However,	 as	part	of	 the	 implementation	of	 the	
Food	Security	and	Nutrition	Policy,	a	National	Council	on	Food	and	Nutrition	Security	
will	 be	 established.	 It	 will	 be	 chaired	 by	 the	 Deputy	 President,	 and	 have	 high-level	
representation,	 including	 representatives	 from	 non-state	 actors,	 civil	 society	










The	OECD	 says	 [that	 the]	 country	 is	 food	 secure,	 but	 at	 household	 level	we	 have	
pockets	of	severe	food	insecurity…	26.4%	of	the	population	is	food	insecure…	[this	is	
a]	serious	concern.	(Interview	13,	Agriculture)	
However,	 in	contrast	 to	 the	Economic	Growth	coalition,	 the	cause	of	 the	problem	was	
framed	 primarily	 as	 one	 of	 increasing	 food	 prices	 and	 insufficient	 production,	 in	 a	
context	of	poverty,	rather	than	a	lack	of	access	to	income/employment.	Although	these	
are	 two	 sides	 of	 the	 same	 issue	 (food	 affordability),	 the	 difference	 in	 emphasis	




Framing	 of	 food	 supply	 problems	 tended	 to	 focus	 on	 the	 lack	 of	 support	 for	 local	
production	of	diverse	food	crops.	The	policy	agenda	of	the	Food	Security	coalition	was	








will	 tell	 you	 that	 economic	 growth	 brings	 spin	 offs,	 but	 social	 issues	 are	
marginalised.	(Interview	13,	Agriculture)	
In	 line	 with	 this,	 the	 Food	 and	 Nutrition	 Security	 policy	 was	 developed	with	 limited	




for	 them	 but	 they	 are	 interested	 because	 of	 what	 children	 eat’	 (Interview	 13,	
Agriculture).	Other	key	actors	were	the	Department	of	Health,	because	of	their	expertise	











The	 local	 food	 processing	 industry	 also	 positioned	 itself	 as	 contributing	 to	 the	 policy	
objectives	of	this	coalition,	particularly	processing	companies.	They	framed	their	supply	









The	 government	 of	 South	 Africa	 has	 prioritised	 food	 security	 as	 part	 of	 national	 and	
international	 commitments,	 including	 the	 Constitution	 and	 the	 Sustainable	
Development	Goals	(Annexures:	Table	3):	




Security	 frame.	 In	 addition,	 while	 the	 Policy	 on	 Food	 and	 Nutrition	 Security	 was	
developed	by	 the	Ministry	of	Agriculture,	 the	 locus	of	 implementation	of	 the	policy	 is	
with	the	central	government,	in	the	planning	department,	and	will	also	have	a	high-level	
council	 to	 oversee	 implementation.	 This	 reflects	 the	 lack	 of	 an	 existing	 forum	 to	
coordinate	action	on	 food	security,	 and	may	 indicate	 future	 challenges	 in	maintaining	
the	conceptualisation	of	food	security	used	by	the	Food	Security	coalition:	
Cabinet	 decided	 to	 have	 the	 plan	 driven	 by	 Department	 of	 Planning,	Monitoring	
and	 Evaluation	 in	 [the]	 President’s	 office…	 DPME	 would	 be	 best	 for	 this	 role	
[convening	other	departments].	(Interview	13,	Agriculture)	
Resources:	Civil	society	interest	but	limited	participation	
Civil	 society	 actors	 appeared	 interested	 in	 supporting	 this	 coalition,	 but	 had	 limited	
involvement	in	policymaking.	In	particular,	they	weren’t	included	in	the	development	of	
the	 Policy	 on	 Food	 Security	 and	 Nutrition.	 However,	 in	 the	 next	 policy	 stage	
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(implementation)	 CSOs	 will	 be	 included	 in	 the	 high-level	 council	 on	 food	 security.	
However,	 an	 actor	 from	government	 expressed	 caution	 about	 engagement	with	CSOs.	
This	 was	 related	 to	 a	 perception	 that	 small	 informal	 producers	 have	 limited	
representation:	
Civil	society	organisations	wanted	to	be	consulted	on	policy…	[we	will]	consult	on	






The	actors	 in	 the	Health	 coalition	 evidenced	beliefs	 regarding	 the	 importance	of	 food	
supply	policy	in	supporting	good	nutrition	for	health	(including	aspects	of	food	security,	
but	more	health	focused):	
The	 feeling	 for	 some	 is	 that	 [the]	 consumer	 should	also	 take	 responsibility,	 but	 if	
the	 [food]	 environment	 is	 not	 conducive,	 it	 doesn’t	 make	 sense.	 (Interview	 14,	
Public	health)	
[Health	 and	 nutrition	 is]	 not	 just	 about	 education,	 because	 nutritious	 food	 or	
healthy	convenience	food	is	not	affordable,	even	when	you	are	not	poor.	(Interview	
11,	Public	health)	
The	main	 actor	was	 perceived	 as	 the	Department	 of	 Health,	 as	 the	 focal	ministry	 for	
nutrition	 related	 policy,	 and	 also	 CSOs.	 However,	 there	 was	 also	 recognition	 that	
achieving	nutrition	policy	goals	would	require	action	in	economic	sectors.	
This	focus	on	food	supply	policy	was	reflected	in	the	NCD	Strategic	Plan,	which	included	
specific	 interventions	 targeting	 the	 food	 supply,	 designed	 to	 improve	 diets,	 nutrition	
and	 health	 (Annexures:	 Table	 3).	 It	 also	 included	 interventions	 to	 increase	 the	
accessibility	 and	 affordability	 of	 healthy	 foods	 through	 engaging	 with	 relevant	
government	departments	including	agriculture,	trade	and	industry	and	treasury.	
However,	health	and	nutrition	are	not	high	on	the	broader	government	policy	agenda	as	
it	relates	to	the	 food	supply.	The	NDP	focuses	on	 interventions	 for	maternal	and	child	
undernutrition,	where	nutrition	is	considered	a	priority.	National	agricultural	policies	in	
South	 Africa	 include	 strong	 support	 for	 food	 security,	 but	 no	 mention	 of	 nutrition	
(Annexures:	Table	4).	
There	is	one	multi-stakeholder	forum	related	to	food	and	health	–	the	Food	Legislation	
Advisory	 Group	 (FLAG)	 –	 which	 acts	 as	 a	 platform	 for	 government	 to	 engage	 with	
industry	 associations,	 academics,	 and	 other	 government	 departments	 on	 food	
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regulation.	 FLAG	 sits	 with	 the	 Department	 of	 Health,	 and	 members	 include	 other	






burden	 of	 malnutrition	 (undernutrition,	 micronutrient	 deficiencies	 and	 diet-related	
NCDs/obesity).	In	particular,	they	emphasised	that	these	different	forms	of	malnutrition	
affect	 common	 (not	 different)	 populations,	 and	 thus	 needed	 to	 be	 addressed	 in	 a	
coordinated	manner:	
In	 South	 Africa,	 we	 have	 over-nutrition,	 undernutrition	 and	 micronutrient	
deficiency…	 the	main	 rural	 and	 peri-urban	 issue	 is	 underweight,	 overweight	 is	 a	
rural	 and	 urban	 problem…	 and	 micronutrient	 deficiencies	 across	 the	 board.	
(Interview	14,	Public	health)	
In	the	Health	coalition	the	problem	of	poor	diets	was	framed	as	an	environmental	(not	
personal)	 issue,	 in	 contrast	 to	 the	 Economic	 Growth	 coalition.	 They	 identified	 the	
relative	inexpensiveness	of	unhealthy	foods,	as	well	as	industry	efforts	in	the	marketing	
and	advertising	of	such	foods	as	key	factors	driving	dietary	change:	
Energy	 dense,	 low	 nutrient	 foods	 are	what	 is	 commonly	 consumed…	This	 is	 very	
cheap	and	tastes	nice	–	e.g.	chips.	(Interview	11,	Public	health)	
[The]	 food	 supply	 is	driven	by	 industry…	They	 say	 this	 is	what	 consumers	want…	






In	 line	with	 this,	 the	solution	was	 framed	as	a	need	 for	systemic	change	–	 to	 increase	
access	 to	 healthy,	 affordable	 foods,	 such	 as	 fruit	 and	 vegetables.	 However,	 the	 food	
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Belief:	Need	for	food	supply	policy	to	support	nutrition	objectives	
Actors	 in	 the	 Health	 coalition	 articulated	 a	 belief	 that	 considerations	 of	 health	 and	
nutrition	were	marginalised	 in	 food	supply	policy.	The	Department	of	Health	also	had	
limited	 participation	 in	 decision-making	 regarding	 economic	 policy	 relating	 to	 food	
supply:	





…	 Health	 doesn’t	 bring	 investment…	 Health	 would	 also	 oppose	 [food	 industry	
investment]	 so	 not	 on	 committee…	 Maybe	 nutritional	 health	 issues	 don’t	 have	
immediate	impact	so	are	not	considered	in	the	same	way	as	an	investor	producing	
asbestos	[which	wouldn’t	be	acceptable].	(Interview	14,	Public	health)	
There	 were	 overlaps	 in	 beliefs	 about	 food	 security	 and	 nutrition	 policy	 between	 the	
Food	 Security	 and	 Health	 coalitions,	 and	 also	 some	 evidence	 of	 collaboration,	 for	
example	on	the	development	of	orange-fleshed	sweet	potato.	This	was	also	supported	
by	 the	 consideration	 of	 micronutrient	 content	 of	 crops	 in	 the	 national	 agricultural	
policy:	
The	Department	 of	Health	 has	 approached	 agriculture	 to	 ask	 for	 orange	 fleshed	
sweet	 potato…	 The	 research	 wing	 has	 taken	 this	 on	 but	 to	 date	 it	 is	 not	
commercialised.	(Interview	13,	Agriculture)	
[We	are]	now	 looking	at	a	 joint	approach	 [with	agriculture]…	 trying	 to	push	 the	
element	 of	 nutritious	 food…	 [including]	 production	 of	 micronutrient	 rich	 crops,	
such	as	orange-fleshed	sweet	potato,	indigenous	crops…	[and	also]	what	extension	
officers	 communicate	 to	 households	 [though]	 training	 extension	 officers	 in	
nutrition.	(Interview	14,	Public	health)	
However,	 a	 key	 difference	 appeared	 to	 be	 the	 focus	 of	 the	 Health	 coalition	 on	 the	
outcomes	 of	 agricultural	 production	 for	 the	 health	 of	 consumers,	 which	 was	 not	
perceived	as	a	core	issue	for	consideration	by	agricultural	policymakers.	This	was	seen	
as	limiting	the	scope	for	more	significant	collaboration	on	nutrition:		
Agriculture	 is	 talking	 about	 local	 cooperatives…	which	would	 be	 good	 but	 don’t	
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In	 contrast	 to	 the	 Economic	 Growth	 coalition,	 the	 Health	 coalition	 placed	 more	
emphasis	 on	 the	 need	 to	 limit	 industry	 involvement	 in	 food	 security	 and	 nutrition	
policymaking:	










There	 was	 also	 a	 perceived	 role	 for	 CSOs	 in	 influencing	 policy	 and	 industry	 activity	
through	mobilising	consumers:	







be	 enforceable	 across	 the	 board	 –	 there	 is	 a	 big	 gap	 here.	 (Interview	 4,	 Food	
industry)	











standards	 body.	 However,	 it	 is	 a	 member	 organisation…	 not	 an	 authority	 with	
regulating	power.	(Interview	11,	Public	health)	
Resources:	Imbalance	in	influence		







have	 100	million	 rand	 per	 year	 for	 prevention…	but	 industry	 spends	 100	million	
rand	on	just	one	ad.	(Interview	14,	Public	Health)	
The	 marginalisation	 of	 nutrition	 interests	 was	 compounded	 by	 an	 imbalance	 in	
resources	and	influence	for	lobbying:		
Media	 plays	 a	 massive	 role	 in	 influencing	 consumption	 and	 trying	 to	 influence	







What	 the	 government	 wants	 in	 terms	 of	 nutrition	 will	 affect	 [food	 industry]	
business…	so	they	move	one	step	instead	of	five.	Industry	keeps	saying	that	role	of	
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DISCUSSION 
Current policy agendas 
Food	 security	 and	nutrition	policy	 occupy	 a	political	 and	 contested	policy	 space.	This	
study	 identified	 three	 different	 policy	 coalitions	 contributing	 to	 policy	 incoherence	
regarding	 food	 supply	 and	 food	 security	 and	 nutrition	 in	 South	 Africa.	 Drawing	 on	
Sabatier’s	 conceptualisation	 of	 coalitions	 of	 actors	 as	 influential	 in	 shaping	 policy	
outcomes	 in	 a	 given	 policy	 subsystem,	we	 analysed	 the	 framing	 of	 food	 security	 and	
nutrition	by	different	actors,	the	resonance	of	these	frames	with	policy	content,	and	the	
evident	 beliefs	 and	 resources	 that	 characterised	 each	 coalition.	 Overall,	 we	 found	
recognition	across	all	the	coalitions	that	the	government	is	trying	to	balance	competing	
agendas	 in	 the	 food	 security	 and	 nutrition	 policy	 space.	 One	 of	 the	 key	 challenges	 to	
policy	 coherence	 identified	 was	 the	 very	 different	 framing	 of	 food	 and	 nutrition	
between	the	Food	Security	and	Health	coalitions,	with	the	problem	narrowly	(coalition-





The	 dominant	 policy	 coalition,	 whose	 beliefs	 we	 see	 most	 clearly	 reflected	 in	 policy	
documents	 governing	 the	 food	 supply,	 we	 termed	 the	 Economic	 Growth	 coalition.	
Actors	in	this	coalition	frame	food	insecurity	and	malnutrition	as	primarily	the	result	of	
a	 lack	of	 income	and	a	 lack	of	knowledge	about	healthy	eating.	This	understanding	of	
the	problem	as	primarily	deriving	from	individual	level	factors,	such	as	being	poor	(i.e.	
lack	of	economic	access	 to	 food)	or	personal	preference	(e.g.	 for	 foods	high	 in	 fat,	salt	
and	 sugar),	 is	 reflected	 in	 the	 focus	 on	 personal	 education	 and	 economic	 growth	 (to	
provide	employment	and	income)	as	core	components	of	the	solution.	The	core	beliefs	
of	 this	 coalition	 are	 that	 employment	 and	 economic	 growth,	 within	 a	 neoliberal	




supported	 by	 the	 food	 industry,	 which	 is	 represented	 as	 a	 resource	 to	 achieve	 food	
security	 and	 nutrition	 policy	 goals.	 Industry	 has	 several	 formal	mechanisms	 to	 input	
into	policymaking;	their	role	is	framed	as	both	being	technical	experts	in	food	systems,	
and	significantly	contributing	to	economic	growth.	
Support	 for	 economic	 growth	 within	 a	 neoliberal,	 unregulated	 framework	 has	 been	
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and	 the	 food	 industry	as	a	 significant	 contributor	 to	GDP	 (Friel,	Ponnamperuma	et	al.	
2016).	 The	 heavy	 involvement	 of	 industry	 in	 policy	 forums	 in	 South	 Africa	 raises	
concerns	 about	 conflicts	 of	 interest	 in	 nutrition	 policymaking.	 The	 World	 Health	
Organization	 has	 unequivocally	 recommended	 that	 nutrition	 policy	 processes	 be	
protected	 from	 the	 influence	 of	 vested	 interests	 (WHO	 2013).	 However,	 it	 is	 unclear	




food	 insecurity	 as	 primarily	 a	 problem	 of	 production	 and	 accessibility	 of	 food.	 This	
framing	regarding	production	is	reflected	in	solutions	focused	on	increasing	production	
for	 local	 populations,	 such	 as	 through	 increased	 investment	 in	 local	 markets.	 Food	
security	 is	 a	 political	 priority,	 and	 the	 right	 to	 food	 is	 enshrined	 in	 South	 African	
legislation;	 the	 planned	National	 Food	 and	Nutrition	 Security	 Council	will	 be	 situated	
under	 the	President’s	Office.	However,	 there	 is	 ambiguity	 in	 the	use	of	 the	 term	 ‘food	




resources	available	 to	 this	 coalition	 is	 the	civil	 society	 interest	 in	 this	 framing	of	 food	
security.	However,	they	have	had	limited	participation	in	policy	development	to	date.	
The	 concept	 of	 food	 as	 a	 social	 good	 is	 embedded	 in	 a	 social	 perspective	 on	 food	
security	 (Riches	 2016),	 and	 reflects	 aspects	 of	 the	 food	 sovereignty	 discourse	 in	 its	
focus	on	smallholder	production	and	the	right	 to	 food	(Jarosz	2014).	However,	 in	 this	
context	this	seems	to	be	core	to	the	marginalisation	of	the	Food	Security	coalition.	Food	
trade	and	 industry-led	growth	are	 tenets	of	 the	dominant	 framing	of	 food	security	by	
the	Economic	Growth	coalition,	and	a	focus	on	smallholder	farmers	and	local	markets	is	
marginalised	 by	 the	 privileging	 of	 large-scale	 production	 and	 seen	 as	 unable	 to	meet	
overarching	 policy	 objectives	 for	 economic	 development.	 This	 tension	 is	 reflected	 in	
recent	 calls	 to	 ‘revision’	 of	 agricultural	 and	 food	 systems	 with	 respect	 to	 nutrition,	
which	 highlight	 the	 need	 to	 identify	 opportunities	 to	 achieve	 both	 economic	 and	
nutritional	 policy	 goals	 through	 agricultural	 production	 and	 distribution	 (Jones	 and	
Ejeta	 2015;	McDermott	 et	 al.	 2015,	 Pingali	 2015).	 As	 in	 this	 study,	 recommendations	
include	 strengthening	 incentives	 for	 diversification	 to	 nutrient-rich	 crops	 and	
strengthening	 markets.	 However,	 the	 potential	 of	 promoting	 small-scale	 agricultural	
production	 of	 vegetables,	 fruit	 and	 small	 livestock	 to	 both	 supply	 more	 accessible	
nutritious	food	and	create	livelihoods	remains	marginalised	in	policy	discourse	in	South	
Africa.	
The	 third	 coalition	 identified	 we	 termed	 the	 Health	 coalition,	 which	 frames	 food	
security	and	nutrition	from	the	perspective	of	malnutrition	as	a	health	outcome.	Actors	
in	 the	 Health	 coalition	 frame	 malnutrition	 (undernutrition,	 micronutrient	 deficiency	
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and	 diet-related	 non-communicable	 diseases)	 as	 primarily	 the	 result	 of	 an	 unhealthy	
food	environment,	in	which	unhealthy	foods	are	among	the	most	affordable	and	heavily	
marketed.	In	contrast	to	the	Economic	Growth	coalition,	the	solution	is	thus	framed	as	
primarily	 the	 responsibility	 of	 the	 food	 system	 to	 deliver	 healthy	 affordable	 foods.	 A	
core	belief	of	the	Health	coalition	is	the	need	for	food	supply	policy	to	support	nutrition	
objectives.	Another	key	belief	–	particularly	in	relation	to	NCD	prevention	–	is	that	the	
influence	of	 the	 food	 industry	on	 food-related	(nutrition-related)	policymaking	should	
be	circumscribed.	However,	the	influence	of	this	coalition	does	not	appear	to	extend	far	
beyond	 health	 policy	 documents	 and	 it	 is	 characterised	 by	 limited	 resources;	 in	




action	 have	 been	 observed	 elsewhere	 (Roberto	 et	 al.	 2015).	 For	 example,	 a	 marked	





engagement	 observed	 here	 has	 also	 been	 identified	 as	 a	 barrier	 to	 policy	 action	 for	
nutrition	 globally	 (Timotijevic	 et	 al.	 2010,	 Huang	 et	 al.	 2016).	 Recent	 research	 has	
identified	 strategies	 to	 build	 public	 support	 for	 nutrition	 policy	 action	 as:	 improving	
public	 information,	 population-specific	 framing,	 strengthening	 media	 advocacy	 and	
cultivating	 change	 agents	 within	 government	 (Huang,	 Cawley	 et	 al.	 2016).	 One	
argument	 that	 has	 been	 adopted	 globally	 by	 nutrition	 policy	 advocates,	 but	 had	 little	
presence	in	the	data	we	collected,	was	on	the	economic	cost	of	poor	nutrition	and	NCDs	
(Batura	et	al.	2015;	Shekar	et	al.	2016).	
Improving policy coherence  
Evident	in	the	understanding	of	the	problem	of	food	insecurity	and	malnutrition	and	the	
solutions	 identified	by	 these	policy	 coalitions	 is	a	 tension	between	overarching	policy	
objectives,	as	the	government	of	South	Africa	seeks	to	reconcile	priorities	of	economic	
growth	and	productivity	with	health,	 social	 transformation	and	 the	 right	 to	 food.	The	
renegotiation	 of	 investment	 agreements	 by	 the	 government	 of	 South	 Africa	 and	 the	
explicit	policy	priority	for	achieving	social	and	development	goals	in	the	context	of	trade	
agreements	present	 a	potential	policy	window	 for	 inclusion	of	public	health	nutrition	
considerations	into	trade	and	investment	policy,	such	that	policy	space	for	current	and	
future	nutrition	policy	interventions	is	protected.	This	changing	investment	policy	space	
in	 South	 Africa	 and	 the	 SADC	 reflect	 wider	 concerns	 regarding	 the	 potential	 for	
investment	agreements,	including	BITs,	to	constrain	national	policy	space	for	achieving	
social,	 health	 and	 other	 objectives.	 UNCTAD	 has	 recently	 concluded	 that	 ‘Today,	 the	
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question	 is	 not	whether	 or	 not	 to	 reform	 [international	 investment	 agreements],	 but	
about	the	what,	how	and	the	extent	of	such	reform’	(UNCTAD	2016).	
Leveraging	 this	 opportunity	 to	 improve	 nutrition	 will	 require	 acknowledgement	 of	
broader	development,	food	security,	nutrition	and	health	objectives	in	economic	policy	
objectives	 (including	 economic	 development,	 trade,	 investment,	 industrial	 and	
agricultural	policies).	It	will	also	require	food	security	and	nutrition	to	be	perceived	as	a	
domestic	policy	priority,	to	be	pursued	in	the	protected	policy	space.	With	the	current	
dominance	 of	 the	 Economic	 Growth	 coalition	 in	 framing	 the	 issues,	 it	 is	 not	 clear	
whether	 nutrition	 and	 food	 security	would	 be	 prioritised,	 even	with	 increased	 policy	
space	to	do	so.	
This	 analysis	 indicated	 that	 the	 forums	 for	 stakeholder	 engagement	 in	 this	 policy	
subsystem	 heavily	 favour	 industry.	 This	 suggests	 that	 formal	 mechanisms	 for	
capacitating	 civil	 society	 and	promoting	 its	 engagement	might	help	 to	 improve	policy	
coherence.	 Interviewees	 from	 the	 Food	 Security	 and	 Health	 coalitions	 identified	 the	
need	 for	 CSOs	 to	 engage	 in	 more	 strategic	 advocacy	 for	 consideration	 of	 social,	
environmental	and	health	issues	in	food	security	and	nutrition	policymaking.	Improving	
outcomes	 for	 food	 security	 and	 nutrition	 through	 increased	 civil	 society	 engagement	
will	 require	 increased	 capacity	 for	 CSO	 lobbying	 and	 communication	 in	 the	 food	
security	and	nutrition	policy	spaces.	The	capacity	of	civil	society	to	both	support	public	
interest	 and	 engagement	 with	 policy	 issues,	 and	 bring	 key	 issues	 to	 the	 attention	 of	
policymakers	 has	 been	 identified	 as	 a	 significant	 facilitator	 of	 nutrition	 policy	 action	
globally	(Roberto,	Swinburn	et	al.	2015;	Huang,	Cawley	et	al.	2016;	Ruckert,	Schram	et	
al.	2016).	Further	research	is	needed	to	investigate	the	opportunities	and	challenges	to	









Specific	 opportunities	 identified	 by	 this	 research	 include:	 1)	 incentivising	 small-scale	
producers	 to	 create	 employment	 and	 ensure	 more	 accessible	 nutritious	 food;	 2)	
creating	 links	 between	 producers	 and	 consumers,	 and	 fiscal	 incentives,	 that	 make	
heathy/fresh	 foods	more	 accessible	 and	 affordable;	 3)	 increasing	 formal	 avenues	 for	
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South	 Africa	 is	 a	 co-chair	 of	 the	 global	 Sustainable	 Food	 Systems	 Programme,	 which	
does	not	currently	address	nutrition,	but	might	afford	an	opportunity	to	open	a	broader	
dialogue	 about	 relevant	 and	 appropriate	 policy	 objectives	 to	 address	 the	 pervasive	
nutrition	challenges	that	South	Africa	faces.	Another	opportunity	may	be	strategic	use	of	
public	 procurement.	 In	 Brazil,	 local	 public	 procurement	 for	 schools	 has	 played	 an	
important	 role	 in	 promoting	 food	 security	 as	 well	 as	 rural	 development,	 including	
through	 reducing	 the	 costs	 associated	 with	 long	 supply	 chains	 with	 multiple	 actors	
(Sidaner	et	al.	2013).	
Limitations of the study 
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ANNEXURES 
Table 1: Overview of South African trade and investment policy documents for potential nutrition implications (including all 
existing/terminated BITs with English language text available)  
Policy/Agreement	 Date	 Nutrition-relevant	components	
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Agricultural	
Policy	
Action	Plan	
(APAP),	2015–19	
‘this	first	APAP	focuses	on	a	discrete	number	of	value	
chains	identified	as	strategic	in	meeting	the	objectives	of	
the	NGP,	NDP	and	IPAP:	
•	Contribution	to	food	security	
•	Job	creation	
•	Value	of	production	
•	Growth	potential	
•	Potential	contribution	to	trade	balance’	
Eleven	sectoral	interventions:	poultry/soya	beans/maize	
integrated	value	chain;	red	meat	value	chain;	wheat	value	
chain;	fruit	and	vegetables;	wine	industry;	sugar	value	
chain;	biofuels	value	chain;	forestry;	small-scale	fisheries;	
Aquaculture	Competitiveness	Improvement	Programme.	
Transversal	interventions:	Fetsa	Tlala	Integrated	Food	
Production	Intervention;	research	and	innovation;	
promoting	climate-smart	agriculture;	trade,	agribusiness	
development	and	support;	strategic	integrated	projects	
(SIPs);	biosecurity.	
Fetsa	Tlala	includes	a	focus	on	micronutrient	content	of	crops	
	
White	Paper	on	
Agriculture,	1995	
(referenced	in	
IGDP)	
Vision:	‘to	direct	the	development	of	agriculture	in	such	a	
way	that	the	factors	of	production,	together	with	the	
related	functions,	will	be	utilised	in	such	a	manner	that	
agriculture	will	contribute	to	the	optimum	economic,	
political	and	social	development	and	stability	of	the	
Republic	of	South	Africa,	while	simultaneously	making	a	
contribution	towards	the	promotion	of	an	economically	
sound	farming	community.’	
	
White	Paper	on	
Marine	Fisheries	
Policy	for	South	
Africa,	1997	
(referenced	in	
IGDP)	
Overall	goal:	‘to	improve	the	overall	contribution	from	the	
fishing	industry	to	the	long-term	vision	of	government	as	
laid	out	in	the	Macro-Economic	Strategy.’	
	
	
